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13 March 1952

MEMIORANDUM FOR MR, BROWNELL

SUBJECT: Responsibility and Cormend Reletionshipe in the Production of
Commmmnication Intelligence (CCMINT)

1. In the course of my testimony tefore your commitisce on Saturday,
8 March 1952, I stated my belief that, baving adopted the pwrinciple of
cousolidated COMINT operations, we should continue slong this lims, at
leest until it i proved umworkable,

2, That belief is o comditionnl cne which deperds upon our ebility
to echieve certain things which are prerequisite to sucecessful unified
cperations, Unlaess w2 can solve certain problems of authority; responsie
bility, organization, edminisiration, and support, we are in dengsr of
loging move by = consolidated opsration than by a decentralized one., In
other woxds; cur attempt to cure certain evils may simply produce others
vhich are worse, There are nmany angles to the qussticn of unified varsus
decentyalized oparations, as you are no doubt aware., Ian my opinion,
however, the basic factors affecting the operations of AFSA are those set
forth in the enclosure, vhich I am teking the liberty of submitting for
your censideration,

;yk

J. ¥, WENGER
Rear Admirnl, U, S, Navy

Encloswre - 1
Corments by RAIM J. N, Wenger, USH, on
Responsibility and Command Relationships
in the Production of COMINT, dtd 13 Harch
1952, consisting of 4 pages,
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13 Muarch 1952

RESPORBIDILITY AND COMMAID RELATIONSHIPS I THE FRODUCTICH OF COMINT

1. The prcduction of CCOMINT, like any other underteking, may be pere
formed elther as a single comprehensive task, or it may be broken into
distinct parts, each of which contributes to the accomplishment of the vwhole
task, )
2. The principal advantages to be gained from undertaking the work
as o single task ars that it should:

&, Fecilitate exploitation of technical and other interrelaticaships
of the various pioblems epcountarsd;

b. Permit greater flexibility in employmant of resources

ceo Pmr;ote joint participation in probilems of common interest (@.g8.
air);

d. PFacilitate procsssing of traffic vhich is not readlly sortable; and

0, Minimize umnecessary duplication of effort and overhead, and thereby
result in econcmies or increcaged general effectiveness,

The depree to which these advantages can be realized obviously dspends upon
the degres to which the vericus elements of the tapk eré unified,

3. Each of the things mentioned ebove is also pocsible, at lsest to
some degree, if the task is properly divided, For exemple, it may be some-
vhat more @ifficult to exploit techpnical relationships betwesn W crypte-
apalytic problems if the work on them is physically separated, but it can
still be doma through proper aexchenge of icformation, Thus, the possiblie
gains from unification are, now at least; essentially & greater mgasure of
opsrational ease, operationmal effectivensses, and econtmy.

b, Although these paine are unquestionably desireble and important,

end soms may become vital in the future, the unification or comsolidatiom of

. Operations necessery for thelr attainment csnnot be achieved, practically
speaking, without a considersble price, If consolidaticn is accomplisked im -~
ong area or at one lsvel, and not at anothepy the full benefits camnot de
realiged, and the priee then becomass relatively greanter, liorsower, if we
make operational or. economy gaing in ope direction only to offest them by
icsges in another, the net result may be disadventagsous,

Incl with RAIM J.N, Wenger, USH, momo to Mr. Brownell, 4td 13 Mar 1952
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There arge a nunber of major difficulties which are likely to result

from unifying uny operations vhich support agencies that function under Qif-
ferent authorities, /‘mong these aore:
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The authorities concernsd may be deprived of a direct means of
digcharging thelr responsibilities;

Bormal channeld of commupd Or control may be disturbed;

Conflicting requirements with regpect to priorities and emphssis
may arise;

Unique requirements of any one agancy muy be difficult to fuifill;
Serious administrative complications may result;

Hanagemant problems may increase with the sise of the organiszation
end the number of egencies represented;

Morale may euffer through professional incompatibilities of
parsonnal;

ml?mmmwmwwwmawmmeeamhm
be lost;

Equitable arrangsments for joimt suppsrt of unified operations may
be &ifficult to uchieve on a mutunlly acceptsble basis)

‘Tranafer of responsibility moy e accompunied by loas of direct

interest and withdrewal of support under proggurs of other requirse-
zentss

Iaternsl delays may increase becauss of greater organizetional
complexity and size and

Security hazerds will incresse with the mumdor of individuals haviag
access to information,

All of the foregoing Aifficuliies have arisen t0 o serious degree in con-
nection with the opsration of AFSA, NMeanvhile, whether or mot the anticipated
gaeine have been achieved is at lsast questioneble, The mere fact of the
Brownell ingquiry iends substance to this view.

6,

a.

Anything less than full unificatlon muet involve, in effect, either:
A divigicn of the total task into mutually exclusive parts or
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b, Goms sort of overlop recsulting in duplication of effort,

It is then to be determimed vhether the .existing allocatiean of effort
afferds the best combination cf effectivensss, efficiemcy, and economy that
can be arrived at,

T. One of the accepted fundamsntal principles of goad organisation is
thaot authority must be commensurate with responsibility., This means primarily
rossession or control of basic tools essential to accomplish an assigned Job,
In military organization, this relationghip may be established on an opera-
tional command basie or on a gupport basis, If COMINT preduction is to be
undertoken ag & eingle comprshengive support tagk, it should follovw that all
availoble personnel, facilities, and other resources esgeantial to the proper
parfornance of tue task should be organised and controlled accordingly, If
on the other hand, the task is to be divided, the requisite authority and
the essentiel means for accomplishment should be distributed in o manner
fully consistent with the essignmant of responeibilities. Boreovar, if the
divided task ls to be performed officiontly and ecomcmicully, the division
of responsibilities must be clesr-cut,

8. Unfortunately, the charter of APSA fails tu conform to these basic
principles of orgenization, It charges the Director, AFSA, vith e mission
that runs the full gamut of COMINT production, Thic mission necessitatss
the direct employment of collecticon, commnications, ard processing facile-
ities and personnsl, However, the Director is given definits control of
only a portion of the resources rocgssary and avallsble to 4o hie assigned
Job. The remainder of the rescurces are distributed smong the three Armed
Services, o specific dlivision of responsibility emong them is made, nor
is any clear line drewm between what they may do on the ons hand, and AFS,

" on the other., As a corollary of this, the Service intelligence and
cryptologic egencies have not been specifically relieved of any responsi-
bilities assigned to APBA. .

2. As ean iliuvstration of precisely what is meent by the foregeing,
J.C.8, 2010 authorizes the Services o comduct such COMINT operations &8
may be required for direct support of their combat operations, lacluding
the production of combat intelligence., Combat intelligence is officiselly
defired as "intelligence reguired for a combat situation.” Obvicusly,
this covers a lot of territory, and for =each of the /rmed Services 1t mst
inelude a very large meagure of vir intelligenee, Bimilarly, both the
A.r Force and the Navy muet hove weather inlelligsnce, Yet there has besn
no delineation of responeibllities to avoid duplication of effort; sxcept
in certain cagses of mutual agreemsnt by the sgencies comcermed., It i3
true thet J.C,9, Girectives snjoin the Services rot to undertske any
COMINT activities declored to be the sole responsibility of APBA, nor €O
underteke any exploitation outside of AFSA wvhich will entall undesirsble
duplication, but the field thus reserved for AFSA has never been definsd
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and the question of what constitutes undesireble duplication has not been
resolved, If AFSA is to function with mrxirmn effectivensss, it must
operate under conditions thet will not merely permit, but will ensure, at-
tainment of the adventeges of unification, Otherwise, only the serious
disedvantages of cousolidation will result,

10, Consolidation cannot succeed if the agencies concerned are not
willing to surrender certain commend prerogutives and give wholehesrted
support to the unification., If they ineist that the right to produce any
and all required intelligence is indispemsible to command, they will largely,
if not completely, defeat the purpose of unification and leave the way open
for uncontrolled duplication, Furthermore, if AFSA ls relegated to the
status of a technical leborotory, msintained primarily for the purpose of
providing technical support for COMINT operations of the individusl Services,
AFSA can never be the powerful operational jinstrument which it is technically
capeble of becoming,

11, Certainly, the Armed Sorvices cannot producs all of the intelligence
they require, If they are unwilling to0 rely on a joint agency, they must
then depend on one enother for at least part of it, If we grant %0 the Alr
Force complete fresdon to produce all of the alr intelligence it requires,
ve must grant the same privileges to the other Services, for the air problem
is of vital importance to all of them. This might be tho ideal way of
achieving maximum nmilitary effectivencss frca the viewpoint of combat come
manders, but, even if feasible, it would be extremsly costly., The only way
to effect necessary sevings without full unification is to establish some
clear-cut and authoritatively controlled division of lsbor, There are
verious possibilitiesn, and we muet sslect carefully the one vhich promises,
vithin reescneble and practical limits, the greatest effectivensss at the
least cost,



